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I, MISSION

4¢ eoncept of O/NE is thet 1t has but one mission:
to prmnational pizteuig;ﬁ:lm estimates in cloge eollaboration |
with the IAC agencies. Ve have subordinated 211 else to this end.
Wo consider the NIE the end-product of the entire natliomal intelll-
gence process, a product designed to serve as essential intelligence
backing for US policy and plenning at the highest level of govern~
ment, ‘ .

discharge of ite mission O/NE considers itself an
mtegrz:a!lﬁ;grtisf a %ﬁint production mechanism, of vhich 1t serves
as coordinator. O/NE sets the estimate process in motlion, guides
it through this process, and coordinates and reviews the eqtimate
as it emerges until the estimate is forwarded 4o the TAC with a
recommendation for its approval in its existing or in modified
form. .
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II, CRGANIZATION

To discharge fts mission, O/ has boen owganized imto
three major components and in addition affiliates the services
of a mmber of consultants,

a. ihe Bozy opal Egtinates consists of the

Assistent Director es cheivmen, aix to eight members, and
the D/Asst. Dirsctor (Adnm) as member gx officlo and

4 ewecutive seorstery. lembers are selscted by the Director
fran among cubstanding scholars, experis in the fields of
strategy, political sclence, economics and other gocial
geiences, and individuals having wide experience In the
field of intelligence at the highest levsl.

b. The Bgtimates Stalf consists of a group of intelil-
gence officers selected for thelr competence to give sub-
stantial staff support to the Board of National Estinates.
This gupport is of three kinds: (1) Preparation of drafl
estimstes from 811 sources including contributiong aub-
mitted by the intelligence organizations of the Department
of Stete, the Joint Staff, the Army, the Navy, the Adr
Force, the Atomic Energy Copmission, the Federal Bureau
of Investigation, end offices within CIA; (2) Providing
knowledge snd judgment on trends end developments in areas
the world over; and (3) Providing lisison with organizations
whig: this office sevrves or is ssrved by on a comtimiing
bagisg, A

The preparation of draft estimates (planning and
syntheais of TAC contributicns) is the responsibility of a
amall momber of intelligence officers, the General Group,
who are required to utilize a broad knowledge and aub-
gtantive experience often transcending reglonal and funetional
1ines in asmeseing the globel significance and relative
jmportonce of developments and trends.

lmowledge (evalysis and critieal review of
IAC eontributions) is provided by a muber of intelligence
officers, the Specislists Group, who hove been assigned
specific responaibility for keeping informed and who advise
on significant deve wonts in a particular avea or function,
@.g., the Far East, or the field of military intelligence.
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Formal ldaison with govermmental activities nob
direstly conscerved with the production of national intelli~
gones estimates is maintained by a small group with specifiec
assigrments, For example, one intelligence officer pits with
the TAC Vatch Coumitiee, another works closely with and
Pollows the agbivities of the Joint Staff, another assists
the Director's offiee in providing CTA representetion and

% dhe Sheff Townl of the Notional Securdty Council,

8 ) 875

25X6

¢. The Support Staff provides the administrative zZuppors *
for the Dozrd of National Eatimsbeg avd the Eatimatea Staff,
Tts activities snclude an information comtrol unit, a reading

_room and veference cenber, a publications unib, and reseerch,
seoraharial and clerical gervicss.

. 4. The Popel of Consultanbp s used in addition to the
shove internal orgenization of the office, This Fanel eonslsie
of & mmber of eminent individuais of natlomal reputation in
their respective fields, It does not participate in the day
to day operations of the office but has referred to it for
comment the most important draft egtimates prepared by the
Boswed, Solocted members of the Board and the Staff mest with
the Panel for extended Alscussion on vital imtelligence issues

ghout onee a month,
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ITI, THE NATIGHAL ESTIMATES TROGESS

The projuction of nationmal estimotes through the collaboration
of mmerocus IAC agencies and CTA offices has entulled the develop-
ment of a complox, at times cumbersome, estimates machinery. The
role of O/ME and the Board of liational Estimates vis-a-vie that of
the other agencies and officea in this machlnery is still In the
course of evolution, Over the past year, however, an effectlvs
working relationship has been achieved.

The first step in the egtimates process, the Initiation of a
national estimate, is based either on a request from the policy-
makers or on the suggestion by an intelligence somponent that a
gituation is developing of which the policy makers should be
apprised. Such proposals have come from wide and varied sources,
ranging from White House or NSC requests to suggestions by vorious
IAC agencies and O/AE, O/NE considers it one of its most important
funetions to constantly survey the world situstion and to foresee
future policy problems on which natlonal estimates are required.
Roughly half of the estimates produced to date have been suggested
by O/NE itself, while a large percentage have been initlated at
the request of other IAC agencies, Such anticipation of poliey
requirements should be more fully developed, for the inltlation of
- estimates should not await specific requests from the policy
maker but be prepared in anticlpation of his needs,

The YAC itself or the DCI on ite behalf mugt approve the
gcheduling of a national estimate, The chief oriteris for IAC
aprrovel have been that it be timely i.e., that it be needed,
and thet it be national in scope. In practice, howvever, thege
eriteria have not alweys been strictly adhered to and the IAC
and O/NE face a constant problem in not overburdening themsslves
with secondary estimstos, at the oxpense of the crucial ones.

The next step is to prepars the Texrms of Reference for the
ostimate, which define the subject to be covered, ask the imporiant
questions which must be answered, end ask these in such form as
to draw out the ‘necessery intelligence. O/NE properes the Terms
of Reference, which are then sulmitted to the IAC amgencies for
discussion and revision prior to final approval by the Board.

At times verious agencles have sought to adopt too rigidly schemetic
and comprehensive a format for estimates, introdueing into them
matorial which was not directly pertinent, This tendency has

been resisted by the Board., The approved Terme of Reference serve
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as guldance for the mgency conmbributions, and although they have
not been fully utilized for this purpose, as guides for intelligence
research and eollsction effurt ss well, '

Varicus sectlons of tho agreed Terme of Raference are appor-
tioned to the JAC agenclep or to other CIA offices, in accordance
with their regponsibility end ebility to contrilute. The agenciles
are then expected to call upon all of their resources to produce
a contribution by an agreed targetb dete. Thess contribubions are
of erucisl importance, for they are the foundation upon which the
eatinnte is baged,

Perhops 0/ME's most significant role in the estimates process
1z the properation of the astusl draft estimate on tho basis of
the eontributions received, This function is assignsd to a teslk
team under the guldence of the Board. The draft, when finished,
is carefully reviewod, revised, and often rewritten by the Board,
asslsted by its staff, In this phage O/NE does more than merely
plece together the agency comtwributions., Tt seeks o integrate
them into a coheslve estimate, evaluating them on the basis of itz
own background, edding meterial from its own souress, and drewing
‘the necessary estimative conclusions,

The next stage is thet of full gecale agency conrdination. :
After the TAC agencies have had an opportunity to review the drafs
ostinate, the Board meets with the TAC representatives to discuss
the draft, DIvery effort is made to wesclve inter-agency differences
of opinion and to take fully into account all sgéncy views. The '
Board then submlts its estimote to the TAC for fipal review,

The IAC, composed of tho heads of all US intelligence agenciss
under the chaimanship of the Director of Central Intelligenes, is
‘the forum vhere remeining major agenoy differences are, if possible,
resolved. In practics, the IAC's review, together with the priocr
coordination at the agency representatives’level, has ingured that
all NIE'g are fully coordinated and has led to a remarkasble freedsm
from agency dizsent on the asitimates O/NE has produced,

The sbove process, with its full allowance for coordination,
has proved lengthy and timo-consuming, NIG's have normelly taken
frow one to three months to producs, When necessary the problem
can be greatly accslerated, however, and O/NE has prepaved coordinated
estimates on a "erash® bapis in a time as short as two days. Ceriain
varlents of the standard Wil also have been developed to meet gpecial
circumstances, ‘here the seope of an estimate extends beyond the
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strict sphere of intelligence or whers it is for a special purpose
and limited distribution it becomes a Special Estimate (SE),
although the procsss is the game,

O/fE has dravm heavily on other CIA offices in gupport of ite
sstinates, parbicularly wherc these offiess, such as O/RR and 0/3I,
perform gservices of common concern vhich the other IAC agencles do
not provide. An espeecially close snd offective relationship has
besn deweloped with these two offices, which hove dons all of the
subgtantive groundwork for more specislized sclentifiec or economic
estimates under the wnmbrells of the Bosrd, The Deonomic Intelli-
gonce Committee, developed as en IAC subcommittee under O/RR chai~
menship, and the network of seientific intelligence committees
chaired by 0/ST have prover useful instruments for bLringing all of
the goverament's resources in thesc ficlds to bear om various NIE's,
O/ME has also érewn on O/EC, 0/S0 end O/CI resources as well.
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IV. PRODUCTION

0/NE and its collaborators produced, up to 15 Fetrmary 1952,
some gixty-five estimates, covering almost every geographical ares
and functional field, (See TAB MA® for a listing of NIE?’s and see
TAB "B" for a listing of SEts.)

The bulk of these estimates have dealt in one form or another
with Commnist intentions and capabilities, particularly in the
eritical areas around the periphery of the USSR, Emphasis has been
placed on the Far East, with twenty-two estimates on this general
area, eleven of them comnscted with the Korean war,

In direct support of NSC policy formlation O/NE produced
several key estimates, e.g., "Probable Developments in the World
Situation through Mid-1953" (SE-13), "Key Problems affecting US
Efforts to Strengthen the Near Rast® (NIE-26) » and "Intelligence
Implications of a Census and Verification of Armed Forces and Arma-
ments® (SE=l), An assessment of the nStrength and Capabilities of
Soviet Bloc Forces to Conduct Military Operations against NATO"
(SE~16), was prepared for the US member of the NATO Standing Group.

A preliminary tentative correlation between NSC poliey papers

approved and NIE's produced would seem to warrant the following
conclusions:

1. Excluding matiers beyond the competence of an intelli-
gence agency, O/NE has produced one or more estimates on
almost all the policy problems coming before the NSC.

2, On some of the major problems coming before the NSC
(e.g., Commnist aggression in the Far East), production
has been extensive, o

3. There has been comparatively little correlation betwsen
NSC consideration of a problem and the pertinent O/NE
eatimates, '

ks There has been in some cases a lack of comparsbility,
in geographical scope and range of problems, between the
estimates and the policy papers,

5. Although there do not appoar to be major territorial

gaps in intelligence coverage, some estimates dealing
with problems in which the NSC is interested are expiring,
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and thei.i' revision in the light of new developments
is due for consideration, (Some revisions are In
process.)

6. There has been a noticeable absence of estimates on
the consequences which might flow from the adoptilon
of a proposed policy or course of action,

7. From the foundation of estimates laid, it should bs
possible to integrate the WSC and O/NE operations more
closely in the future,

"In addition to its formal estimates production, O/NE has kept
the Director and Deputy Director of CIA informsd of various related
developments of an estimative nature, As a medium it has used a
series of Memoranda to the Director, some f£ifty of which have been
forwarded to date, O0/NE has also provided a great deal of informsl
intelligence support to the NSC staff., At 0/PC's request O/NE
has occaslonally commented on the intelligence assumptions underly-
ing 0/PC plans.

' Current production and its status is summarized in the OME
Status Report. (See TAB *C7)
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V. EVALUATION OF THE PRODUCTION

The past year's production of national estimates and the evo-
lution of a functioning national estimates machinery on a full
inter-agency basis is consldered to be developing satisfactorily.
Neither the product nor the machinery has by any means been pere
fected, but as an initial effort in a new field of national coor-
dinated estimating, they represent progress over a limited period.
National estimates are proving useful to a widening amdience of
high pgovermment officials in Washington and abroad. They have re-
ceived due recognition at the policy lewel as consolidated national
intelligenco.

. The quality of the estimates themselves has been generally
satisfactory, although in many cases they have inadequate intelli-
gence backing and thelr conclusions, largely for this reason, are
not always safficiently clear. In partioular many of the military
estimates of Soviet armed strength and capabilities seem cutdated,
yet peculiarly resistant to change. As a rule the NIE's have been
timely, but in some cases they may have beon completed too late
to exert a maximm effect. The scope of national estimates coverage
has bsen comprehensive, Estimates have been prodiced on almost all
energent critical situations where it was considered intelligence
had anything useful to contribute., Wany of these estimates, however,
have been quite short range in nature, and will have to be periodi- .
cally reviewad, The intellipgence agencles have met all of the oute
glde requests for estimates and have initiated an even larger
number, In the latter case, however, many of these estimates have
not been direetly related to the needs of the policy maker and the
planner, partly because of a fallure to male lmown their specifie
needs, '

The prodnction process has also revealed certain strengths and
woaknesses, Its chief strength is that it has systematically produced,
for the first time in US intelligence history, estimates which bring
together the widest range of inter-agency resources and which present
to the policy makers a single, consclidated US intelligence view,

The asystem has resmlted in genuins cooperation among the IAC agen-
cles, which have devoted more of their resources to national estimates
and have taken their production far more soriouely than previously.
The price paid for cooperation 1s time and toil. Producing estimates
by the committee method is difficult and time-consuming, but the

-0 -
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method is necessary if estimates are to be properly coordinated end
differences resolved. In the majority of cases disagreements have
been successfully ironed out in the series of inter-ageney commitice
meetings which characterize the NIE process, On occasion, however,
there is a tendency to dilubte the estimate in an effort to reach
agreement where serious conflicts are involved. Sometimes, and most
regrettably, no estimate of chances for and against can be agreed
to in a matter where such an estimate ie clearly called for. These
wesknesses are partly remediable and partly inherent in the joint
estimates process itself,

Within CIA, the dissociation of O/NE from all other intelli-
gence functions has permitted undivided atitention to estimates
production and has resalted in better estimates being produced,

Yet this separation of O/NE from all tut the estimating function

also tends to ssparate it from the unfinished intelligence on which
its estimates are based, Despite efforts to brief itself indspen~
dently and to check on agency contritutions, 0/NE must largely depend
upon the quality of contribuiions received.

Finally, the estimates process has proved somewhat lengthy and
time-consuming, partly because O/NE has been slow in producing many
draft estimates and partly becanse of the time lag in agency contriw
butions., This Weakness too is partly inherent in the process be-
cauge of the mumerous committee meetings required for properly
coordinated estimates and the heavy burden which producing a large
number of estimates has placed on the limited resources of the
agencies and O/NE. It mist be remembered that the demands made by
0/WE on the agencies sre in competition with ghose placed on them
by the JCS, NATO, SHAPE, and their own Departments,
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VI. PROBLEMS

1, Defining the gphere of "nationsl" estimates.

. Any definitlon of national intelligence is elastic and
open to varying interpretation. The national estimates system
therefore faces a constant problem of how to confine ita ocutput
to "national" estimates which the policy makers really need. If
its products become too mumerous and too undiscriminating, any
intelligence agency, particularly one producing for a select high-
level audience, runs a serious risk that this product will no longer
be seriously read. There 1s a tendency for depertments to ride
their "hobbies" or to toss into the NIE pot any estimate on which
for some reason or other they want inter-agency agreement or which
is too big for their own resources. As a result the national esti-
mates system has been burdened with certain projects not national
in scope. ) :

Another potential danger is that O/NE will become involved
in a multiplicity of internal CIA tasls not related directly to
the production of NIE's, Its staff has already become involwved
in processing an increasing number of miscellaneous requests.
Some of these can be answered as a by-product of nationsl intelli~
gence production, However, if O/NE should become extensively
involved in operational support, formulation of detailed field
collection requirements, or coordimation of non-estimative matters,
not only will a larger staff be required but C/NE would be in danger
of losing 1ts present focus on a single primary function, the pro-
duction of NIiE'a.

2. Improving the guality of the estimate,

This is one of the most serious problems confronting O/NE.
Cur consumers are entitled to expect estimates as firm and unequivocal
as the avallable svidence permits. If evidence is not in hand but
available, the problem is reduced to a mechanical one: getting the
evidence in time to include it in the estimats.

A more complex problem is to improve our ability to answer
eritical questions to which intelligence cannot give a definitive
ansver. To be more positive than is justified under the circum-

stances is to mislead the estimates consumer. In many cases we
must frankly say “we do not know?., To delineate accurately the
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various gradations of estimative certainty -— ranging from "the
chances are slight that...." through "it almost certain that...."

ig in itself a problem which requires further study. A real barrier
remains even after ways and means of rofining the "language" of
estimates has been found: to get the common acceptance and usage
necessary to make the "language" meaningful.

But the greatest need is for move adequate agency contri-
butions upon which firmer national estimates cen be based. In
the last analysis, the NIE product will depend upon the calibre
of this intelligence support. The relatively low quality of much
of the intelligence which poes into the finel national estimate
reflects a weakneas of the entire US intellipgence system, not simply
of the estimates process itself. While in general the IAC agency
contributions heve shown improvement, honesty compels the verdict
that they have not in many cases proved wholly adequate. The fault
lies both with the agencies and with O/NE, In some cases O/NE
has not clearly and explicitly outlined the problem; in others
it has not made clear to the agencies the deficiencies of their
contributions and called for further omes. O/NE must develop more
systematic methods of checking the accuracy and adequacy of these
contritutione, utilizing for this purpose other offices of CIA.
In some cases the IAC contributors are inadequately staffed and
equipped to make the maximum contribution to NIE's.

There is a related need for better gualified agency repre-
sentation at the coordination meetings with the Board of National
Bgtimates. Some agencles send the interested intelligence expertis,
other representatives often are not those who actuslly prepared
the contributions and frequently are not technically qualified
to diccuss the estimate under review. In some cascs the represente-
tives are not authorized sufficient latitude to deal on an equal

basis with the Board.

3. Inter-office relationships.

There are no serious problems in relationships betwsen
O/NE and the covert offices or with O/RR and 0/SI. The production
of these offices used directly or indirectly by O/NE in its esti-
mates is by no means vhat we should like it to be., However; these
problems rest with the individual offices and do not arise for
lack of cooperation or becauge of faulty procedures.
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In the case of 0/CI, it has become apparent that its function
requires further definition, both as to the degree of estimating
to be allowed in current publications, and as to its role in support
of the national estimates process, Evaluatlion and comment on raw
intelligence currently reported is essentiml. It is undesirable
on the other hand to pass on to high officials of the govermment
estimates hastily produced by a single CIA office which does not
represent and may actually confliet ~dth considered and coordinated
judgments. In practice, the distinction between evaluation of
intelligence and the drawing of estimates is difficult to maintain
and 0/CI comments in the CIA Daily and Veekly publications frequently
ignore the distinction. One solution might be to enforce a flat
prohibition against any estimative comment whatsocever. On the
other hand, it may well be desirable for current publications to
include initial first-hand reactions to the situations reported.
In such cases it would be impracticable because of time limitations
for O/NE to prepare the estimative comments or even to clear those
prepared by 0/CI, In these circumstances it would seem nccessary
to emphasige more clearly that such comments are preliminary O/CI
opinions which might be superseded later by considered and coordinated
NIE's. In many cases 0/CI, instead of making their own estimative
comments, could usefully refer to existing natlonal estimates.
Up to now CIA current publications often seem to have ignored the
agreed views of the IAC agencieg as expressed in national intelli-
gence estimates, ‘

Another problem ig that of utilizing 0/CI resources in
support of the national estimates process. O/NE as a small independent
office solely concerned with preparing and coordinating natlional
astimates hag established effective working relationships with
0/RR and 0/SI in support of nationsl estimates. However, O/NE
stands in a position relative to O/CI somewhat different from that
vis-a-vis the offlces vhich provide services of "common concern"
not avallable elsewhers. O/NE, with its limited resources, has
from the outset depended upon O/CI's much greater facilities for
systematically reviewing and anelyzing the vast flow of current
intelligence date upon which the estimators relies. 0/CI constantly
svaluates and processes a large amcunt of current material of great
value in keeping the estimators abreapt of develoments, in provid-
ing essential background, and in making certain that the intelli-
gence which goes into national estimates is aceurate and up to
date. It is in these fields that a closer relationship between
the tvo offices should be developed.
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Attempts are being made by O/NE and O/CI to deal with
these problems. 0/CI is already performing the necessary function
of keeping O/NE briefed through its daily, weekly, and other current
publications. O/CI analysts have been and are consulted on aspects
of veriocus estimates. In the Latin-American field, O/NE has relied
on 0/CI for the preparation of draft estimates based on agency
contributions, and for staff participation in Board and agency
coordination meetinga.

0/NE believes efforts must continue to be made to exploit
fully 0/CI's capability for (1) ensuring that intelligence going
into each national estimate represents the latest information avail-
able; (2) supplementing agency contribution with information from
sources not fully processed by the other IAC agencies. This would
inerease O/NE's capebility for detecting any inedequacy of the
JAC agency contributions and for taking remedial measures.

deo Inter-?aggz_n_gz relationships.

The wealmess of some past estimates in large measure 1s
a by-product of the present process of intelligence-by-commitiee
by which national intellipgence is produced. An estlmate which
must reflect the largest possible area of agreement among a half
dozen IAC agencies, in event of conflicting views tends to approach
the lowest common denominator of inter-agency concurrence, especially
vhen time is short. It is at this point that the delicate problem
of CIA's role vis-a-~vis that of the other agencies in the estimates
process comes to the fore, .

) CIA recognizes that national intelligence must and should
-repregent the best collective judgment of all agencies concerned.
At the same time, CIA, as an independent agency under the control

of no depertment, must also gpesk with an independent and presumably
objective voice., In many instances departmental policy preoccupa-
tions tend to color the views which a departmental intelligence
component takes. This situation is largely inherent in the rela-
tionship of such components to the agencies of which they are &
part. To a degree it is a healthy phenomenon, but at times it
vioclates a basic principle of national intelligence, that it must
render an impartial estimate, resolving or identifying differences
but not obscuring them,

It i in this connection that the still nebulous awthority
of the Board of National Eatimates in relatlon to the IAC agencies
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needs to be further clarified. In theory the Board, as the Director's
eatimating facility, is solely responsible for its own estimates,
while the IAC itself is only advisory to the Director and the final
estimate is his own. In practice, however, both the Director and
the Board have leaned over backward in order to seek full agency
agreoment in event of conflict despite the weakening of the esti-
mate which in some cases has occurred. Both recognize that the
great value of o national estimate 1s that 1t represents a consolidated
interagency opinion and that every effort should be made to reach
a united view., It is not clear, however, whether after full con-
sideration of agency opinions, the Board can overrule the other
agencies 1f this seeme epsential es a last resort.

To place the Board of National Estimates too much on the
same level with the departmental agencies and to adhere too closely
to a desire for unanimous interagency agreement may tend to weaken
the NIE product and to vitiate the role which O/NE can play.
Egpentially this is a problem of balancing the need for the most
cooperative inter-agency relationships (without which the present
estimates process cannot function) against the oceasionally con-

- flicting need for objective and forthright estimates, oeven at the
expenss of gome dlgsent,

5. Relation of Intellipence to the Consumer.

There is a serious need not only for more effective col-
laboration among intelligence producers, but for better relationa
betwoen then and their clients — the planning and policy making
echelons of the govermment, Progress has been made in the past
year toward closer ties between intelligence and poliecy, particularly
through O/NE support of CIA tion in the NSC, through more
intimate relationships with th and the State Policy Flaming 25%1
Staff and the numerous requests via these channels for national
intelligence support of policy formulation and review. However,
the very success of these nev reclationships indicates how much
further they might be developed and how mutually profitable they
might be, Policy makers still do not take suffliclent cognizance
of intelligence and of the contribution it can make. The NSC
Staff in particular could more frequently request national intelli-
gence estimates on specific NSC policy problems whick they face.
Replacement of the present Yarms-length' relat]
working partnership of intelligence and policy
gystem, would greatly increase the value of national intelligence
egtimates., . 25X6
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Equally serious in its limitations on the usefulness of
the intclligence product is the continued opposition of the mill-
tary services to permitting intelllgence to take account of US
eapabilities in ovaluating enemy capabilities and intentions.
0/NE bas been forced to cancel several estimates because of the
refusal of the services to permit intelligence components to eval-
uate eomparative Allied capabilities versus those of the USSR.
Yot without such a comparative ewaluation, no useful estimate of,
eay, Soviet capabilities and intentions to invade Japan is possible.
Tntelligence's need to kmow is sharply circumseribed; it has no
need or desire to lmow ™mr plens." In many casce 1t does need,
however, precise operational essvmptions to permit meaningful com-
parative evaluations insteed of artifical and misleading estimates
of Soviet "raw" capabllities.
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